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Abstract: Since 1997 the Labour government in the United Kingdom has developed a regime of performance management for all the public services. In most cases the performance system seems to have produced either step changes or steady improvements in performance, followed by a levelling off. On the other hand, surveys of public satisfaction with public services show that satisfaction declined over the same period. The paper offers some explanations for this apparent contradiction. It then asks whether the framework of principal-agent relations, implied in the government’s approach, is the right way for governments to govern. 
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The performance problem
Governments have always been concerned with the performance of the public sector. Techniques for influencing or controlling performance have developed in line with governments’ attitudes to public service and public employees. The ‘scientific management’ approach that emerged in the ‘Progressive’ era in the United States of America reflected a belief in the corruption and unreliability of public officials and in the possibility of mechanising production and controlling workers through measurement and incentives, analogously to the way work was managed in the factories. Contrasted to governance arrangements that allowed self-regulation by professionals such as medical, educational, security or defence personnel, such approaches have emphasised management rather than professional self-regulation.

Various countries have attempted to integrate their financial allocation and control and performance management systems. (see Flynn 2002, Pollitt 2001, Brunsson 2002, Likierman, 2001). There are organisational and technical difficulties associated with such efforts and measurement and accounting methods that are suitable for planning and resource allocation may not be suitable for performance management. The United Kingdom government has attempted such an integration, starting with a national budget process that defines outputs, outcomes and performance measures and including performance reporting tied to some aspects of resource allocation as performance incentives. The purpose of the process is improvement in efficiency and effectiveness and ultimately in public satisfaction with services. 

The reform of the Labour party in the mid -1990s was directed towards creating a party and set of policies that would attract voters. Market research methods were used to find out which policies would produce the winning formula, including opinion polling and focus groups. After the first victory in 1997, such methods were carried forward into government.

Confident in the control system it inherited the incoming government made explicit promises on the performance of the public services. Targets were developed and published for matters as diverse as the incidence of cancer, the achievement of 11-year olds at school and the rate of teenage pregnancy. The combination of managerial control systems and satisfaction surveying was to create an explicit bargain with the electorate and voters and consumers of public services: in exchange for votes and taxes, the government would produce services to defined and published standards.

Expressed in this way, the bargain with the electorate is defined as a solution to the principal - agent problem: politicians are custodians of the public’s cash. The agent - government - devises a contract with the principal - the people. 

Having made such explicit promises to the electorate the government then faced its own problem as principal: how to make a contract with the managers and employees of the public services that would allow them to achieve the targets and therefore get re - elected? UK governments had been trying to solve the problem of control of the public services since they were established, back to the Liberal government of 1913-17. Labour’s immediate predecessors had introduced explicit promises through Public Service Charters that set out service standards and attempted to deliver them by improved management, by competition through the market and through internal markets. Since 1997 the government has continued to use markets, strengthened the inspection and monitoring agencies and taken powers to punish poor performers and replace their management, in some cases by private companies. The main control mechanism, though, is a series of internal  contracts setting out targets, mostly expressed as outputs and outcomes, which have been formalised as Public Service Agreements.

As the Audit Commission put it, ‘“Each department’s PSA was in effect its contract with the Treasury: linking increased investment arising from the CSR to improved productivity and outcomes; and with the public: articulating departmental priorities and setting clear targets for improvement over the next three years.” (Audit Commission, 1999).
Implicit in the government’s actions is the belief that through targets, publication of results and the threat to managers that they will lose their jobs, and to whole institutions that they would be privatised or replaced in some other way, managers and workers would behave as required by the government. At the same time incentives, often in the form of performance - based pay, were established for those meeting the targets. Sometimes these incentives were at the level of the institution: if they perform well they are rewarded with higher budgets and a ‘light touch’ inspection regime. What exactly was the problem that government’s actions have been designed to solve?

Shirking

A particular problem in public services, and especially those produced by professionals is that the required behaviour is unobservable: it is unrealistic to have an inspector for every teacher, nurse, doctor and in any case, how would the inspectors be monitored?. The main solution was to produce a set of targets and ways of measuring their achievement and an incentive system to back them up. Individual performance based pay was introduced to tackle the individual shirking problem. Schools were heavily inspected to tackle the institutional shirking problem and in extreme cases could be put under a regime of ‘special measures’ or in very extreme cases closed down altogether.

Standards

A frustration for politicians and managers in a multi-plant environment is that if only those at the bottom of the performance scale would behave like those higher up the scale, output and quality could be increased at no extra cost. Performance improvement by emulation of the better is one solution to the problem. Closure of the plants at the bottom end would, in principal, improve average performance. Even without closures, median performance or top quartile performance can be used as a benchmark for all the units in the service. 

Standards go beyond measures of efficiency and include cycle times, courtesy, accessibility and other aspects of quality. All public services have been subjected to quality improvement programmes, the most frequently used being the European Quality Foundation quality model. This work on service quality, especially in the two largest bureaucracies, the Agencies of the Department of Social Security and the Employment Service was thorough and included finding out which aspects of the service were important to the clients (privacy, respect etc.)

Since this work on quality was in large part concerned with the quality of interaction between the service and its users, objective measures are not easy to establish: while cycle times and telephone answering times can be measured, the quality of the interaction can only be gauged by asking the customers how they feel. To translate this into a binding contract, resort was made to clauses about the percentage satisfaction level as measured in customer surveys.

Efficiency

A perennial problem with public services is the difficulty in measuring efficiency and improving productivity. Since most of the outputs have no independently measurable value, tracking changes in the cost per unit value of output is hard. One solution in contractual terms is to reduce the overall budget by a fixed amount per year while requesting that output is held constant.  Thus, budgets are agreed, then an adjustment made for ‘efficiency savings’ or ‘productivity improvements’, despite the likelihood that the outputs cannot be measured accurately enough to ensure that the volume of production is not reduced proportionately.

Many principals and many agents

Even if all the problems of principal-agent relationship could be solved by the performance contract between two parties, there is a chain of principal-agent relationships, each pair with its own problems of information asymmetry and the potential adverse selection, moral hazard and opportunism that arise from it. An integrated performance management system attempts to solve all the principal - agent problems simultaneously.

The literature on the principal - agent problem (eg Laffont and Martimort 2002) predicts that agents will find ways to act in their own interests, whatever contracts are written and whatever monitoring is put in place. Such opportunities exist when performance control systems are implemented in the public sector. An example is the case of secondary schools whose rewards are derived from their pupils’ achievement: the obvious way to improve performance is to select out the potentially poor performers and attract potentially good performers. Such behaviour does nothing for the overall standard of education (the overall aim of the system) but produces the required results for the school. Once this behaviour starts, another contractual solution has to be found: in this case the measures used are not performance by pupils but ‘value added’ or the gain in performance from whatever starting point.

A further example from secondary education is the introduction of a target on truancy, a measure of the numbers of days of school missed for no good reason. The best way to get a high score is to exclude from the school those pupils who are likely to be truants, pupils who may well be in most need of what the school offers; the best way to solve a waiting list problem in the National health Service is to exclude potential patients from the waiting list. All the opportunistic behaviours of this kind are followed up by a change in the terms of the contract to produce the desired results, all the while making the contracts more and more complicated and costly to enforce. 

Implementing political priorities.

Assuming policy differences between parties, one of the reasons for seeking election is to implement political preferences through resource allocation. To make this possible the process of resource allocation and service delivery needs to reflect the political priorities of the winning politicians.  In the first two fiscal years (1997-8 to1999-2000) the government decided not to increase public spending above the plans of the outgoing Conservative government. Within this fixed budget limit they tried to reflect priorities in departmental budget allocations. After the two years were up, spending started to increase above the rate of inflation and by then the government hoped that it had developed its performance regime sufficiently to be confident that the extra spending would produce better results and through them greater public satisfaction with services.

How does the government’s performance management system try to solve these problems?

Complete contracts

The solution in all cases is to move towards contracts that are as complete as possible. Incomplete contracts depend on a high degree of trust between the parties: where there is low trust, contracts become more and more elaborate in their search for completeness. In the case of services the more contingencies there are the more difficult it is to achieve complete contracts. The quest for the complete contract results in increasingly elaborate definitions of outputs and outcomes but does not solve the problem of the contingent claims contract with unobservable results.

Incentives

There is a long hierarchy of principal-agent relationships and, at the lower end of the hierarchy normally an employer-employee contract. The incentives that have been put in place are of three kinds:

· Financial: both institutional and individual incentives were put in place, including extensive use of performance-based pay. Great efforts were made to line up the incentives with the performance measurement and management systems, individual appraisals being based on the targets for the unit, then with the organisation as a whole. In the education service, all teachers were eventually persuaded to accept performance contracts, although in practice few teachers are excluded from the performance element of pay. In the health service managers rather than professionals were put on performance based contracts.

· Moral: public praise and public humiliation are blunt instruments with which to hold people to account and have been widely used. Performance tables are published and those at the top singled out for praise and the award of symbolic prizes (for example being named as a ‘beacon’) and cash prizes. Those at the bottom might be defined as a ‘failing school’ or a ‘red light hospital’ and have very public denunciations of their management, which could either be ‘helped’ or replaced.

· Managerial autonomy: managers demonstrating success are rewarded with the chance to do their job with less outside interference and inspection than their less successful counterparts. In a development in 2003/4 hospital Trusts that could demonstrate their managerial prowess were awarded ‘Foundation’ status, giving them certain freedoms from the central planning régime of the Department of Health, but still subject to Treasury financial controls. Similar relaxations in exchange for success were used in other sectors, such as prisons.

Sanctions

Each level in the principal-agent relationship hierarchy also has sanctions. 

· Termination of contract or quasi-contract: It has long been known that internal agreements are not ‘contracts’ in the legal sense, especially with regard to the process to follow if one side is found to be in breach. However, even quasi - contracts have administrative sanctions that can be brought into force, which have the same effect as a real contract.

· Financial penalties: budgets can be withheld or not increased in subsequent periods if performance targets are not met.

· Termination of employment contract: At the top levels of management there is widespread use of short term contracts, the government having the impression that short term contracts allow greater leverage on managers than long term permanent contracts. In practice many have benefited from generous compensation terms for premature termination, but this is balanced, in the government’s opinion, by the ability to get rid of poor performers.

· Change of ownership (either privatisation or nationalisation): For extreme failure the sanction is a change of ownership: in the case of the prison service, for example, the threat of privatisation and the threat of bringing the prison back under Prison Service management are available to the service if either public or private prisons do not meet the required standards. Failing local education authorities have had their management removed and given to private companies. Failing hospital trusts have been merged with other, more successful trusts. Individual parts of services are also subjected to periodic exercises of market testing with private contractors. The threat of privatisation, or of re-nationalisation makes a large proportion of public services contestable.

How well did departments meet the targets and how satisfied was the public with public services?
Answering the first question is not as straightforward as it might be. Targets change from year to year and targets in one instrument of measurement and control are not necessarily used in the rest (for a description of central government controls and their evolution see Talbot 2004). As the system of measurement and control developed, managers and politicians were feeling their way with little precedent. When the Executive Agencies were established there were ‘Framework Agreements’ that set out the basis of a contract between the departments and the agencies, including definitions of managerial discretion and overall targets. Agencies then had to produce corporate plans and business plans as part of their corporate governance. Later the Treasury introduced targets, often consisting of service outcomes, into the Spending Review, the three-year financial planning process. These targets were explicitly set in exchange for the cash allocation. Local authority targets have similarly developed in sophistication and in the formality and explicitness of the cash for performance bargain. In the process of developing the governance mechanisms unworkable targets were dropped, outcomes targets were refined and large amounts of technical work done to produce a set of unambiguous and reliable targets. A comprehensive system of Public Service Agreements generates targets and annually reported performance.
There are five main sources of information on satisfaction. The government has surveyed customer satisfaction with government services since 1998. A ‘People’s Panel’, in practice a sample of about 1000 individuals was set up to provide market research information about how satisfied people were with public services The panel stayed in existence until 2002. The report (Office of Public Services Reform 2002) on the ‘Final Wave’ of the panel was published in June 2002. Questions were asked about 29 services across a range of providers, from central government agencies to local authorities and privatised transport operators. The 2002 report also made comparisons with levels of satisfaction in 1998 and 2000. 

A further source in the British Social Attitudes Survey (Park et al 2003), an annual survey of a wide range of attitudes, including attitude to public services. The Scottish Executive conducted a poll on attitudes and satisfaction with the NHS in Scotland in 2004 (Scottish Executive 2004). The British Crime Survey collects information about the number of crimes committed and public attitudes towards crime, fear of crime and the criminal justice system. The National Consumer Council (2003) conducted a survey of attitudes and expectations towards public services.
Three examples or public services will be used: crime, health services and school education. First we show how some of the indicators of performance have changed in recent years, and then look at evidence of public attitudes towards the services.

Crime

The trend in number of crimes committed since the 1997 election, as reported to the British Crime Survey (BCS), is downward. 

% change in incidents of crime reported in BCS, 1997 – 2003/4

Vandalism


-14

Burglary


-42

Vehicle thefts

-40

Bicycle theft


-32

Other household theft
-37

Common assault

-33

Wounding


-18

Robbery


-15

All household crime

-32

All personal crime

-26

(Dodd et al 2004)

Longer term trends for BCS crime are show in Figure 1
Figure 1 Trends in BCS Crime 1995 to 2004/05 (indexed 1995)
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Source: Nicholas et al. (2005)

The survey asks people whether they think that the crime rate has increased during the previous two years. Despite an overall fall in crime over the two years 61% of respondents believed crime had increased, with 27% believing it had increased ‘a lot’. (Nicholas et al 2005, p21). Despite this perception, the fear of crime had decreased since the previous survey. Public confidence in the criminal justice system, recorded by the BCS, dipped between 2001/2 and 2002/3 and then improved slightly in 2003/4 and continued to improve in the 2004/5 survey. 

‘People’s Panel’ satisfaction levels with the Police fell from net 63% satisfied in 1998 to 49% net satisfied in 2000 and 38% net satisfied in 2002. There is no connection between the actual level of crime and the satisfaction with the police forces.
Education

Education is administered through local education authorities and central government control is exercised through national curriculum, standards, tests, public examinations and inspections. Targets are published for attainment at all levels of education and tables are published of schools’ attainment. These are aggregated into national targets and national data. Two examples of aggregate targets and attainment are shown in figures 2 and 3.
Figure 2 Percentage of 11 year olds achieving level 4 in English
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source department for Education and Skills performance targets

Figure 3 Percentage of 11 year olds achieving level 4 or above in maths.
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source: Department for Education and Skills performance targets
What these two examples show in an improvement in performance of 11 year old children in English and Mathematics from 1995 to 1999 and then a flattening of the rates of achievement. In both cases the targets for 2004 proved to be optimistic. 

Public satisfaction with primary schools, as reported by the People’s Panel, stayed at the same high level (83% net satisfied) between 1998 and 2000 and improved by a further 2 percentage points between 2000 and 2002, despite the flattening of performance as measured by the National Curriculum Assessments.

People’s Panel scores for secondary schools declined over the 1998-2002 period, from net satisfaction of +74 to +65. Over that period there was a slow but steady improvement in the indicators, for example of pupil attainment in English and Mathematics at age 14 and the proportion of pupils achieving 5 passes at grade C and over in the General Certificate of Education at age 16.

Health

The National Health Service has a variety of targets, grouped into three categories: service standards, health and social care outcomes and value for money. Service standards are mainly concerned with the time it takes to get to see a local doctor or be admitted to a hospital. On both of these counts the service levels have been improving, as shown in Figures 4 and 5.
Figure 4 The number of people waiting longer than 6 months for inpatient treatment
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source: Department of Health performance indicators

Figure 5 Percentage of patients able to see a GP within 2 working days
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source: Department of health Performance Indicators
The targets on outcomes and value for money were only set in 2002 and the department has yet to publish trend data on them. 

People’s Panel data on satisfaction with hospitals improved from net +69% in 1998 to net +71 in 2000 and then fell sharply to net + 62% in 2002. The British Social Attitude Surveys (Appleby and Rosete 2003) also tracked an improvement in satisfaction from 1997 to 1999 and then a fall in satisfaction after 2000. The proportion of respondents expressing themselves ‘very’ or ‘quite’ satisfied with the NHS went from 37% in 1997 to 42% in 1998 and dropped to 40% by 2002.

MORI, in a study comparing patient satisfaction with hospital performance (Page 2004) found there was no correlation between measures such as Standardised Mortality Rates and satisfaction with the hospital. The same was true of Primary care Trusts, the organisations charged with managing primary health services at local level.

Explaining the disparity between performance and public satisfaction.

Performance does not create satisfaction

There are two possible explanations for the fact that the trends in satisfaction can and often do go in opposite directions. The first is that the matters that generate satisfaction are not those that are measured in the performance management systems. We have direct evidence of this from the MORI (Page 2004) which found the highest correlations with satisfaction were whether people thought they were being ‘treated with dignity and respect’, the level of relative deprivation of the area in which the service and its users are located and the degree of ethnic diversity of the area. People in deprived areas are generally less satisfied with services, whatever their performance levels and satisfaction in racially mixed areas is lower than in racially homogenous areas. 

A survey by the Scottish Executive in 2004 suggested  that waiting times (one of the main targets) are important: ‘ The data confirms (sic) that shorter waiting times for contact, treatment and admission correlate with higher levels of satisfaction, with both the individual service and overall use of the NHS.’ (Scottish Executive, 2004 para. 10.5). 

The case of education has less direct evidence about what creates satisfaction. In the case of primary education, satisfaction continued to rise while performance levelled off, while satisfaction with secondary fell while performance improved. There are two issues: there will be different responses from people with direct experience (pupils and parents) and the population at large; both categories of people will make their judgments about satisfaction on a variety of criteria. The population will have its opinions formed by exposure to pupils’ behaviour outside school and by media attention to stories about schools. Pupils and parents may be more interested in matters such as discipline, bullying, extra-curricular activities etc. as much as by the published test and examination results. 

Whatever the explanation for the apparent paradox, it is clear that the measures and targets used to manage the education system are probably not precisely the same set as would be required to improve satisfaction.

The same division between service users and the public at large applies in the case of the police and the criminal justice system. In the UK it has long been the case that satisfaction with the police is lower among those who have dealings with the police than those who have no dealings, unlike most other services where satisfaction among service users is generally better than among people who have no contact but form their opinions in other ways. 

While perceptions of the level of crime are not the same as satisfaction with the police (the police do not, after all, cause crime levels directly) it is a paradox in the BCS evidence that people have a view that crime is increasing when it is in practice decreasing. 

Satisfaction with the encounter with the police is determined by the manner in which the encounter is handled, whether with the victim or the suspect. There has been an attempt to create a ‘customer focus’ among the police in the UK (see Westmarland and Smith 2004) and the largest force, the London Metropolitan, have appointed a senior member of staff to improve customer care and customer satisfaction. The main elements of improvement are telephone answering speed, language and treatment of people reporting crime, follow-up actions with victims and general police visibility on the streets. None of this effort will necessarily have any impact on the performance targets used by management: clear-up rates, arrest rates and the level of crime. In fact, spending more time with victims and walking the streets may reduce efficiency in achieving the performance targets. This presents management with a dilemma: whether to aim for public safety or public satisfaction. Managers’ response to the dilemma will depend on how the incentives are structured: if resources and rewards are allocated according to the performance targets they will be given priority.

There is other evidence that suggest that satisfaction with services is a function of satisfaction with government. The British Social Attitudes Survey referred to above found that there was a link between political affiliation and satisfaction with the NHS. ‘..the surge in net satisfaction with the NHS between 1997 and 1999 was wholly due to increased satisfaction among Labour identifiers after Labour’s election victory.. since 1999, the erosion of net satisfaction has been due to Conservative identifiers becoming more dissatisfied with the NHS.’ (Appleby and Rosete 2003 p.31). This finding turns the argument on its head: Labour voters are satisfied with services because they are happy with the government, rather than happy with the government because they are satisfied with the services. Their political opponents take the opposite view – they express dissatisfaction with services because the dislike the government. The conclude: ..this suggests that general attitudes towards the NHS may tell as much about government popularity as they do about the NHS per se.’
Satisfaction is a result of the relationship between expectations and experience

It has long been known in the service marketing literature that customer satisfaction with services depends on the extent to which expectations are met (Parasuraman et al 1985, Normann 1989 etc). The National Consumer Council (2003) tested this proposition.  Using discussion groups and a quantitative survey of the public and opinion leaders at the end of 2002, NCC found that few people thought that the quality of public services had increased over the previous five years: 50% of the sample of the public thought they had stayed the same and 22% that they had got worse. In reaction to the statement ‘Increased investment has raised the quality of public services in the UK over the last five years’, 36% agreed and 48% disagreed.

Paradoxically, the survey found that people believed that they had improved information about services than before (68% agreed), that ‘frontline staff have become more customer-focussed over the last five years (61% agree), that ‘public service managers take more account of public expectations now than five years ago’ (51% agree, 34% disagree). Given these responses, it might be expected that satisfaction levels would also increase.

One clue to this paradox comes from the response to the statement ‘It’s not that the public services have declined over recent years, but that people now demand and expect more of them.’ 69% of the sample of the public agreed with this statement and only 23% disagreed.

One of the NCC’s overall conclusions from the research was:

‘The findings show that the general public often expects to receive poor quality public services (based on what they hear both in the media and from the people around them). However, service users are often satisfied with the services they receive. These high satisfaction ratings are often attributed to low expectations…’ (p 24)
Appleby and Rosete (2003) also found that satisfaction with the NHS was much higher among people with recent experience than among those without. For example 44% of those with recent outpatient experience were ‘satisfied or very satisfied’ with the NHS, compared with 34% of those without experience.
This finding is in line with Parasuraman et al’s proposition that the level of satisfaction is a function of the relationship between the perceived services and the expectation. However, the findings reveal another contradiction: while people report that expectations have risen over the past five years, they also claim that expectations are low and that when people experience services they are pleasantly surprised. One possible explanation is: expectations generated by exposure to the media are relatively low; satisfaction generated by personal experience of services is high. Apart from the case of the police, This fits the proposition that (apart from the case of the police) service users are more satisfied than the public at large.

Is ‘satisfaction’ the right target?

These dilemmas could be resolved by aligning the managerial targets with those matters that generate satisfaction. While clearly satisfaction has different roots for users and non-users of services, it would be possible to devise a system of measures aimed at both sets of people. The high-volume services used by a large proportion of people, such as the NHS or the education service would clearly be able to concentrate on customer-focused activities while low exposure services, such as the police, the courts, customs and excise for example, would need to work on generating satisfaction among non-users to maintain public support. 

But it is at least worth asking the question, whether this approach would produce the services that ‘society’ ‘wants’. Individuals might be more satisfied as the result of having ‘better’ experiences. But what if, for example, doctors’ spending more time with fewer patients creates more satisfaction for those who receive the service? Or what if the police create happier crime victims at the expense of catching the perpetrators? What if pupils can be made ‘satisfied’ with easy tests and an unchallenging curriculum?

In practice choices are not so stark, but the direction of management effort can skew services in one way or the other. The collectivity of society may prefer a reduction in crime or an increase in clear-up rates to more customer-friendly police, but it has no means to express that preference. The consumer model implied by the ‘customer satisfaction’ approach treats service users as individuals with needs for satisfaction, rather than as a collectivity with needs for public safety, health and education.
Why has there been such an emphasis on ‘satisfaction’? One answer is that this is what the consumer-oriented approach throws up. It is a very crude, aggregate term. As  Parasuraman et al (1985) show, even in a relatively simple service, defining and measuring satisfaction is complicated. For many public services it is further complicated when the specifics of satisfaction are considered. First, there is the question: with what is the service user satisfied or dissatisfied? Inadequate social security payments are not cancelled by polite treatment in the claim process. Being treated with dignity and respect by an overworked and under-resourced nurse may produce admiration and sympathy rather than satisfaction or its opposite. The real problem with separating consumer satisfaction from all other opinions and feelings about public services is that it fails to capture the whole of the relationship between the service user and the service provider. 

Abandon the customer paradigm?
There is an alternative argument: that the business-customer relationship is not analogous to a citizen-government relationship and the techniques of service design and management and customer satisfaction are inappropriate. An example is the Catalyst pamphlet by Catherine Needham (2003) who argues that the customer – service relationship built around the passive customer and their experience of the service is inappropriate in a democracy: ‘Consumerism is a model that prioritises the individual over the community, encourages passivity, downgrades public spaces, weakens accountability, and privatises citizenship.’ (p.33.)

Her solution is to shift the emphasis from satisfaction to two other elements: customer co-production and voluntarism. Customer co-production, ironically, has been at the heart of service marketing for two decades or so and recognises that the users of services are rarely passive recipients but have to take an active part in the production process. The key to a satisfactory co-production relationship is that the customer has the amount of production to do that they expect and are comfortable with. Voluntarism is seen as an expression of solidarity and belonging, in contrast to the individualism and isolation generated by a customer relationship. Together with active involvement in politics, especially at local level, Needham defines this approach as ‘civic republicanism’.

The view gathers some support in a study by Clarke and others on the development of citizen-consumers in the United Kingdom in three public services, healthcare, policing and social care. Clarke concludes that there has been too great an emphasis on the consumer to the detriment of the citizen: ‘So, at one point, we may be the individuated, self-directed choosers of public services (articulating our needs, expecting them to be met), but we may also act collectively as a group of users (activists making demands), or as citizens (lobbying political representatives; demonstrating against polices)… None of these are exclusive and situational factors may tip us from one to another.’ (Clarke 2004, p.13)

If this alternative view of the relationship between government and consumers and citizens were to be the basis of the management of public services, the balance of management and political effort will need to be tilted towards citizenship and away from consumerism. The are some signs in recent opinion surveys in the United Kingdom (eg…0 that satisfaction levels are creeping up again after their dip, but that performance against targets is remaining flat. If this is the case, then factors other than performance are affecting satisfaction. 

These observations have been made only about the United Kingdom. It is likely that the UK governments of the past decade have been an outlier in their approach to public management reforms: Pollitt and Bouckaert for example found that the intensive use of performance indicators was confined to the New Public Management countries and was less applicable in Rechtsstaat systems. (Pollitt and Bouckaert 2004 p. 92). However, it might provide a warning for governments that are trying to design and implement integrated planning and performance control systems for public services with the aim of simultaneously improving public performance and increasing public satisfaction with government. 
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